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ABSTRACT 

The Secretary of Labor should place emphasis on five 
issues to ensure safe and healthful workplaces and to promote the 
welfare of wage earners. First, the Secretary should improve the 
Occupational Safety and Health Administration's enforcement program. 
Second, the Secretary should enhance the use of Job Training 
Partnership Act resources. Third, the Department of Labor should 
develop a contingency plan to address recessionary problems. Fourth, 
the department should take action now to assure effective state 
implementation of the new Economic Dislocation and Worker Adjustment 
Assistance program. Fifth, the Secreatry should sustain department 
management improvements. (YLB) 
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United States 

General Accounting Office 

Washington, D.C 20548 



Comptroller General 
of the United States 

B-158195 

November 1988 

The President of the Senate 

The Speaker of the House of Representatives 

The Secretary-designate of Labor 

This report highlights m^or policy, management, or 
program issues that need attention by the Secretary 
of Labor. Some are relatively new, while others rep- 
resent long-standing and unresolved problems. If 
these issues are addressed properly, the Secretary 
will better accomplish the Department's key respon- 
sibilities for ensuring safe and healthful workplaces 
and for promoting the welfare of wage earners, and 
will improve the overall management of the 
Department. 

Specifically, the issues we believe the Secretary 
should place the most emphasis on are (1) improv- 
ing the Occupational Safety and Health Administra- 
tion's enforcement program, (2) enhancing tKe use 
of Job Training Partnership Act resources, (3) 
developing a strategy to address recessionary prob- 
lems, (4) implementing the new dislocated worker 
assistance program, and (5) sustaining Department 
management improvements. These issues were iden- 
tified through our general management review of 
the Department of Labor as well as other work we 
have done at the Department. 

Charles A. Bowsher 
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Improve OSHA's Enforcement Program 



The Congress created the Occupational 
Safety and Health Administration (OSHA) 
to assure Americans a safe and healthful 
workplace, but this goal is not, being 
achieved in many dangerous industries. 
Each year, about 10,000 inen and women 
die from work injuries and another 50,000 
to 70,000 die from occupational disease. 
More than 5 million workers are injured 
each year at work, and 350,000 illnesses 
are attributed to work-related causes. The 
economic cost to the nation is in the 
billions. 

The Congress, labor unions, and the public 
generally believe this national safety rec- 
ord can be improved, and in that context 
OSHA's credibility continues to be ques- 
tioned. Decisive action by the Secretary of 
Labor should help restore confidence in 
OSHA's programs. Our work suggests sev- 
eral important areas that deserve 
attention: 

• developing a more timely process for issu- 
ing safety and health standards, 

• ensuring the accuracy of data used for 
targeting inspections, 

• improving the monitoring of state 
programs, and 
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Improve OSHA's 
Enforcement Program 



• enhancing coordination with other agen- 
cies having worker protection 
responsibilities. 



Elxpedite OSHA issues standards to protect workers 

Standard-Setting from safety and health hazards. The stan- 
dards spell out the conditions, practices, 
means, methods, operations, and proce- 
dures needed for a safe and healthful 
workplace. 

Our 1985 management report on the 
Department of Labor showed little public 
confidence in OSHA's standard-setting 
because the process was so slow. Today, 
OSHA is issuing a few more standards 
each year but is taking more time to issue 
them. As of May 1988, 52 percent of 
OSHA's unissued standards had been in 
process for more than 4 years compared 
with 15 percent in May 1985. 

OSHA has attempted to expedite the 
standard-setting process thrc ugh innova- 
tions such as "mediated rulen^aking.'' In 
this mediated process, representatives of 
affected parties attempt to reach consen- . 
sus on the text of a proposed rule. But this 
has not quickened the standard-setting 
process. For example, OSHA began its 
mediated rulemaking process for the 
chemical MDA in October 1985 and has yet 
to issue its final standard. The time for 
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Improve OSHA's 
. Enforcement Program 



issuing the MDA standard could possibly 
be one of OSHA's longest. In essence, the 
current standard-setting process is cum- 
bersome and slow, yet the number and 
kind of workplace hazards grow and 
change rapidly each year. The Secretary 
needs to evaluate the mediated rulemaking 
process and other alternatives in a search 
for ways to speed up its standard-setting 
process. 



Inadequate injury and illness ^^ata are 
undermining OSHA's enforcement activi- 
ties. OSHA uses employer-maintained 
injury and illness data to target its work- 
place inspections. Because of inaccuracies 
in these data, it has little assurance that 
inspection resources are being targeted to 
the most hazardous establishments. Our 
study of this issue and a recent OSHA- 
Bureau of Labor Statistics study show that 
there are steps 'that can improve the accu- 
racy of the data. 

The Secretary should implement a quality 
assurance program to improve the accu- 
racy of employer injury and illness data 
used to target inspections. 
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Needed for 
Targeting 
Inspections 



Improve OSHA*s 
Enforcement Program 



Enhance The Occupational Safety and Health Act of 

Monitoring of 1970 encourages states to develop and 

State Programs operate their own occupational safety and 

health programs, which 25 states and ter- 
ritories currently do. OSHA is required to 
assure that state programs are at least as 
effective as OSHA-administered programs 
in providing safe and healthful work- 
places. However, it has failed to do so. 



In April 1988, we testified that OSHA's 
approach to monitoring and evaluating the 
states' programs has serious shortcomings. 
We recommended that OSHA (1) articulate 
standards for desired state program per- 
formance levels and consider providing 
incentives for states to attain these levels, 
(2) require states to establish quality 
assurance programs and periodically 
review these efforts, and (3) help states 
evaluate their programs' impact on worker 
safety and health. 

The Secretary needs to assure these 
changes are made to improve OSHA's mon- 
itoring of state enforcement programs. 



Strengthen 

Working 

Relationships 



OSHA has not established effective work- 
ing relationships with other Labor Depart- 
ment agencies and with other federal 
agencies that have worker protection 
responsibilities. OSHA and these other 
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agencies (1) put little emphasis on refer- 
ring likely violators to each other and (2). 
rarely engage in joint enforcement efforts 
aimed at multiple labor law violators. 

For example, within the Department of 
Labor, although there nre reports of a 
growing number of businesses that regu- 
larly violate both wage and safety and 
health laws, OSHA and Labor's Wage and 
Hour Division rarely refer potential viola- 
tors to each other. Also, there is no agree- 
ment between the Environmental 
Protection Agency (EPA), which regulates 
the cleanup of toxic substances, and 
OSHA, which protects workers in hazard- 
ous areas, providing for EPA to notify 
OSHA when a chemical spill occurs. 

The Secretary should ensure that OSHA 
better coordinates its enforcement activi- 
ties with other worker protection agencies. 
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Better Taiget Job Training Resources 



The Job Training Partnership Act (JTPA) 
is the nation's premier job training effort. 
Title II-A of the act is funded at about $1 .9 
billion a year to serve economically disad- 
vantaged adults and youth who need 
training to obtain a job. Annually, pro- 
grams under title II-A serve about 6 per- 
cent of those who are both eligible and 
likely to be in the job market. Title II-A has 
purposely been organized to encourage 
maximum flexibility at the local program 
level. This flexibility has encouraged the 
design of innovative approaches to meet- 
ing the job training needs of individual 
communities. However, our work leads us 
to believe that it may now be time for 
increased federal leadership in making 
decisions on whom to serve, what mix and 
intensity of services to provide, and how 
to deal with potential program abuses. In 
particular, we believe the Secretary 
should: 

• encourage the local programs to provide 
more intensive JTPA training to those 
most in need, 

• develop program performance data and 
evaluate the results of this more targeted 
approach, and 
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• ensure that the length of JTPA-funded on- 
the-job training is commensurate with the 
skill levels of the jobs being subsidized. 



Little Evidence of For the most part, the law provides only 
Targeting to general guidance about who is to be 

Those Most in served — namely those who can benefit 
Need ^^^^ ^^st ^^^d of training. No 

regulations or guidance defines this fur- 
ther, essentially leaving it to the states and 
local programs to decide who gets help. 

Some members of Congress and employ- 
ment and training professionals are con- 
cerned about whom the program serves. 
One point of view is that JTPA's lack of 
guidance, limited resources, and emphasis 
on meeting performance standards push 
local programs to select eligible applicants 
who need only limited, short-term services 
and who are likely to be counted as a suc- 
cess. Some argue that this excludes indi- 
viduals with a need for more intensive, 
long-term training. Others believe that this 
selection practice is appropriate and lets 
the program successfully serve a larger 
number of individuals at lower cost. Sub- 
stantive analysis of this issue has been 
impossible because the data that are col- 
lected at the national level on JTPA pro- 
vide only limited information on who is 
being served, what services they receive, 
and what outcomes they attain. 

.u 
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Our analysis of tlie data we collected on 
adult participant characteristics, services, 
and outcomes suggests that program 
resources could be better targeted to reach 
those who might obtain the greatest bene- 
fit from job training and assistance. 

We compared the training experiences of 
people whose characteristics suggested 
they were more or they were less ready to 
enter the labor market successfully and 
found that JTPA did not target services to 
any particular group. Essentially, each 
was served in rough proportion to its exis- 
tence in the eligible population. Indeed, 
those who probably need more help to get 
good jobs tended to receive less intensive 
training under JTPA and, therefore, 
receive proportionately less of the JTPA 
funds. 

Based on our analysis, it appears that the 
program can be effective in preparing 
adults for moderate and high-skiJl jobs. 
Specifically, the majority of those trained 
for higher skill occupations were placed in 
higher skill jobs. Similarly, the majority of 
those trained for moderate and lower skill 
jobs received such jobs. Most importantly, 
when those who were less ready to enter 
the labor market received significant train- 
ing, they also seemed to get better jobs and 
liigher pay than those who received less 
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assistance. What we cannot tell based on 
available information is the extent to 
which these results may be influenced by 
local programs selecting candidates for 
occupational training who, for reasons we 
could not measure (such as individual 
motivation), are more likely to be 
successful. 

However, we believe the information is 
adequate to justify experimentation with 
greater targeting and increased emphasis 
on more intensive interventions. We have 
suggested to the Congress that they may 
wish to consider whether additional guid- 
ance on program targeting and data collec- 
tion is desirable. 

Meanwhile, the Secretary should 
encourage the use of more intensive pro- 
gram interventions by local service deliv- 
erers and evaluate the benefits of more 
extensive and higher skill training, partic- 
ularly for those in the greatest need of 
training. This will require the development 
of program data on who is being served, 
what services they receive, and what out- 
comes they attain. 



On-the-Job Over 40 percent of on-the-job training in 

Training JTPA is in lower skill occupations, such as 

custodian, housekeeper, and dishwasher. 
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While such training may be good for cer- 
tain individuals, much of it was very likely 
too long. In fact, we estimate that over 
half of the on-the-job training contracts in 
lower skill jobs provide for excessive train- 
ing periods. 

Because JTPA reimburses employers for a 
portion of the on-the-job training wages, 
excessive training increases training 
costs — in essence providing a wage sub- 
sidy to employers. Such subsidies may be 
appropriate for certain difficult-to-place 
participants, but we found that most of 
these low-skill positions with long training 
contracts were filled by participants who 
are already fairly well prepared for jobs. 

The Secretary should take steps to assure 
that the length of on-the-job training for 
which JTPA pays is commensurate with 
the skill level of the job. 
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Develop a Contingency Plan to Addrcss 
Recessionary Problems 



Although the United States is ei\joying its 
most sustained peace time economic 
expansion, the potential is ever present for 
the expansion to end, unemployment to 
rise, and the nation to enter a recession. 
The problems facing the federal govern- 
ment during a recession include providing 
income support to the unemployed and 
stimulating economic growth. The Depart- 
ment of Labor will have an important role 
in adQx'essing these problems. How well 
the Department performs will depend, in 
part, on how well it has prepared itself for 
its role. 

The Department needs to act now to be 
prepared for a future recession. Desirable 
actions include building adequate reserves 
in the Unemployment Insurance system, 
developing a strategy to provide direcc 
income assistance to the unemployed, and 
developing a strategy to assist states in 
,dealing with the increased workload for 
programs serving unemployed workers. 



Build Adequate 
Unemployment 
Insurance 
Reserves 



During recessions, the Unemployment 
Insurance system helps to stabilize the 
economy by maintaining unemployed 
workers' purchasing power through tem- 
porary and partial replacement of lost 
income. However, the system's financial 
condition has been eroded over the past 20 
years. Despite the extended economic 

t5 
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expansion, many state trust funds have 
inadequate reserves and many will lil:ely 
be unable to pay benefits during a future 
recession without borrowing billions from 
the federal government. Repayment of 
these federal loans will in turn create large 
financial burdens on states. During past 
recessions, many states responded with 
benefit cuts and increased employer taxes. 
Such responses reduced the program's 
effectiveness as a source of income sup- 
port for the unemployed. 

Unless steps are taken immediately to 
make state reserves more adequate, the 
federal borrowing triggered by the next 
recession is likely to cause another round 
of benefit cutbacks among the states, fur- 
ther eroding the adequacy of the Unem- 
ployment Insurance program. 

To assure that the Unemployment Insur- 
ance program continues to be an effective 
source of assistance to those who have lost 
their jobs, the Secretary needs to act now 
to ensure that states build and maintain 
adequate reserves. 



Anti-Recessionary If history is any guide, components of an 
Actions Should Be anti-recessionary response would very 
Quick-Acting and likely include a jobs program and poten- 
Targeted tially some form of income replacement 

assistance provided through Department- 
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administered programs. The principal 
objective would be to provide a source of 
income to unemployed workers. The 
Department has many options to consider 
as it evaluates appropriate program strate- 
gies, including a public employment pro- 
gram, increased use of on-the-job training 
in its training programs, enhanced Unem- 
ployment Insurance benefits, and provid- 
ing stipends for JTPA participants. The 
vivid lessons of the past have shown that, 
regardless of the option selected, any anti- 
recessionary program that is to be success- 
ful must have certain attributes, including 
being quick-acting, targeted at those who 
need it most, and simple to administer. 

Jobs programs mean different things to 
different people, however. To some they 
mean increased federal spending on public 
works projects resulting in more private 
sector employment. To others they mean 
more public sector employment programs 
where federal, state, or local governments 
provide stipends to particular groups or 
hire workers directly. We studied the fed- 
eral response to the 1981-82 recession, the 
Emergency Jobs Appropriations Act of 
1983, which was designed to be a quick- 
acting public works program. Unfortu- 
nately, we found that it was neither very 
quick, nor very effective in creating jobs. 
About half the program's funds were spent 

1.7 
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within 2-1/2 years following the end of the 
recession, and no more than 35,000 jobs 
were created at any one time. In addition, 
much of the impact came much too late to 
be of value in countering the worst effects 
of the recession. 

In contrast, the experience of the 1970's 
showed that public service jobs programs 
can be quick-acting, targeted at the most 
affected populations, and simple to admin- 
ister. Such an approach has been shown to 
be an effective way to provide income 
assistance to large numbers of unemployed 
workers. Similarly, providing stipends to 
paxticipants in JTPA training programs or 
increasing the use of on-the-job training 
could potentially provide income assis- 
tance quickly to unemployed workers, 
while utilizing existing delivery mecha- 
nisms. Special federally sponsored 
extended or supplemental Unemployment 
Insurance benefits also satisfy the criteria 
for ar.ti-recessionary income assistance. 

Some of the institutions and programs 
used in the past to operate direct public 
employment programs, however, no longer 
exist, and other income replacement 
approaches would require legislative 
action. Advance planning will be necessary 
to establish appropriate service delivery 
mechanisms and program specifications 

18 
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and to develop legislative proposals. In 
addition, many of the Department's pro- 
grams will be substantially impacted dur- 
ing a recession, such as the Unemployment 
Insurance program, the employment ser- 
vice, and major job training programs. 
Where necessary, contingency planning 
should be started with the assistance of 
the states so that program expansions, 
especially among programs operated by 
the states, can be handled smoothly when 
the need arises. 

The Secretary should begin now to explore 
options for implementing recession assis- 
tance to both workers and the states. 
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Assure Effective State Implementation of 
Dislocated Worker Rapid 
Response Program 



The 1988 trade act established the Eco- 
nomic Dislocation and Worker Ac^ustment 
Assistance program to provide for 
improved reemployment assistance to dis- 
located workers. This program builds upon 
the basic approach originally established 
under title III of JTPA. The new program 
places more emphasis on training and 
early intervention and increases the avail- 
ability of assistance statewide. However, 
the design of the new program does not 
directly address certain factors identified 
in our evaluations of title III programs as 
being associated with success. The Depart- 
ment of Labor should take action now to 
require that states incorporate these fac- 
tors in their assistance plans. 



Factors Our reviews of JTPA dislocated worker 

Associated With assistance found that the most successful 
Success projects had certain similar characteris- 

tics. In general, the successful projects 
de?ilt with the needs of dislocated workers 
on an individual basis, tailoring assistance 
strategies to particular workers based on 
their own skills and experience, and also 
took into account local labor market char- 
acteristics. In addition, to ensure that 
retraining was completed, dislocated work- 
ers often benefited from persistent encour- 
agement and personal support on the part 
of project staff. This often included help 
with solving training and income-related 
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problems without which workers might 
drop out of the program. 

As states put together their plans for the 
new dislocated worker assistance program, 
the Secretary should require that those 
factors associated with success be included 
in those plans. 



Respond Rapidly 
to Sei^e 
Dislocated 
Workers 



The new dislocated worker program man- 
dates that statewide dislocated worker 
offices be established that can respond 
rapidly, on site, to permanent closures and 
mass layoffs. The state offices are 
required to work with employers and labor 
representatives to facilitate worker reem- 
ployment assistance. Getting to workers 
quickly when^and generally before) they 
become unemployed is key to providing 
timely and effect we reemployment 
assistance. 



Even though enactment of the advance 
notice requirement calls for employers to 
provide 60 days' warning of a closure or 
mass layoff, most dislocated workers will 
not receive such notice because smaller 
employers (the majority) and those with 
partial layoffs are generally not covered, 
and exclusions for unforeseen business cir- 
cumstances will exempt others. Finally, 60 
days' notice will often be insufficient to 
develop a worker ac^ustment strategy 
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unless prior planning has occurred or an 
existing program is utilized. 

Therefore, to have an effective rapid 
response capability, states should have a 
comprehensive and flexible program in 
hand and ready to administer at any site 
on sliort notice. This probably implies pre- 
arrangement of service deliverj' contrac- 
tors who can provide needed training and 
assistance when limited local infrastruc- 
ture exists. Experience shows that often a 
few days is all the time available to get a 
dislocated worker assistance project in 
place. 

The Secretary should require that states 
include in their plans explicit strategies for 
providing rapid reemployment assistance, 
particularly where advance notification is 
not provided or is very limited. 
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Because good management is essential for 
achieving agency missions and goals, GAO 
has made a series of studies of the basic 
administrative and management processes 
of major federal departments and agen- 
cies. In October 1985, we reported on man- 
agement problems at the Department of 
Labor and made specific recommendations 
for dealing with them. ^ 

The Department has made excellent prog- 
ress in rectifying these problems; in partic- 
ular, strengthening Secretarial direction; 
doing required mine inspections; and 
improving management of its information 
resources, work force, and financial opera- 
tions. But sustaining these efforts and 
achieving the full benefits of actions taken 
will require the attention and commitment 
of the new Secretary and senior Depart- 
ment officials. Also, the new Secretary 
should focus on establishing a departmen- 
tal evaluation program. 



Maintain Strong The Secretary's role is critical to effective 
Secretarial departmental management. In particular 

Leadership the Secretary needs to assure that the 

most pressing issues facing the Depart- 
ment receive sufficient attention, emerging 
issues are identified and dealt with, and 
programs are run efficiently and effec- 
tively. Our key recommendations dealt 
with the need for the Secretary to show 
23 
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Strong support for effectively managing 
the Department by establishing a system- 
atic Department-wide planning process, 
identifying priorities and measurable 
goals, and tracking progress 
systematically. 

Secretary Brock generally agreed and 
acted quickly to implement reforms. In a 
follow-up assessment of the progress made 
by the Department, senior management 
officials believed that Secretary Brock's 
initiatives had significantly improved 
management. They hoped that the basic 
elements of the management system he 
established, such as secretarial involve- 
ment, goal-setting, and monitoring and 
feedback would rem^n in place, although 
they were concerutju that they would not 
survive a change in adiiiinistration. How- 
ever, Secretary McLaughlin continued and 
expanded the management system started 
by Secretary Brock. 

The Secretary should continue to use such 
a dei- ^^tmental management system. 



Continue 
Development of 
Departitient-V/ide 
Accounting 
System 



ERIC 



Without well-managed accounting and 
internal control systems, the Secretary is 
vulnerable to accusations of inefficient 
implementation and management of 
departmental programs and activities. In 
our 1985 report we recommended several 
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ways that Labor could strengthen its man- 
agement and control over financial 
resources. 

Many of the problems we identified have 
been corrected. Major financial reporting 
and other improvements, however, depend 
on the successful implementation of the 
ongoing Department-wide accounting sys- 
tem modernization program. 

The Secretary should give high priority 
and allocate sufficient resources to com- 
pleting the development of the central 
accounting system. 



Enhancing 
Evaluation 
Activities 
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Because there is no comprehensive evalua- 
tion program at the secretarial level and 
few component agencies do systematic 
evaluations, the Department does not gen- 
erally have evidence on whether its pro- 
grams achieve their programmatic 
objectives. Perhaps the best example is 
OSHA, where our recent work showed sig- 
nificant shortcomings in OSHA's program 
for evaluating state-administered occupa- 
tional safety and health programs. OSHA 
lacked information on how the states 
assure program quality and on the impact 
of state programs on worker safety and 
health. In fact, OSHA generally does little 
evaluation of federal compliance enforce- 
ment or other aspects of its programs. 
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Evaluation >:an be a valuable management 
tool for making informed policy decisions, 
supporting the need for legislative 
changes, and controlling operations, as 
well as assisting in planning and 
budgeting. 

The Secretary should establish a depart- 
mental evaluation program to assess the 
effectiveness of m^or programs so that 
policy and operational changes can be 
made when and where they are necessary. 
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